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4. California seriously considered the entire recasting of her legis- 
lative procedure. A carefully drawn system of rules was prepared by 
Senator Leroy A. Wright, embodying what he considered the best 
practice in all the state legislatures. One of its prominent features 
was the adoption of joint committee similar to those in use in Massa- 
chusetts. The system as a whole failed of adoption but several of its sug- 
gestions were accepted. The two houses now have standing commit- 
tees of the same number of names, definite provision is made for joint 
meetings to consider bills introduced in both houses and two joint 
committees are created. 16 To one of these, unless the house where the 
bill originated ordered otherwise, all bills were sent for revision before 
being printed. Its powers however only extended to correcting errors in 
spelling, inserting the enacting clause and correcting mistakes in num- 
bering sections and references thereto, errors in grammar, phraseology 
or in the form of the bill." 17 A proposal to confer wider powers was 
defeated. 18 

5. The Illinois house of representatives adopted an expedient which 
aims to give a greater prestige to measures supported by the governor. 
A bill or resolution introduced to carry out a recommendation of the 
governor may by executive message addressed to the speaker be made 
an administrative measure. When a bill of this sort has been reported 
out of committee it has precedence over all other bills except appro- 
priation bills. The house is to sit in committee of the whole on these 
bills on Tuesday morning. 19 A proposal to give a similar precedence 
to bills to carry out party platform pledges and the recommendations 
of the governor's message failed of adoption in Wisconsin. 

Chester Lloyd Jones, 
University of Wisconsin. 

Bill Drafting: Ten years ago, scientific drafting of legislative bills 
scarcely existed. Since that time, not only have the necessity and the 
value of expert technical assistance to law makers been clearly demon- 
strated to, and accepted by, students of modern statute law, but such serv- 
ice has received official recognition in the statute books of over a dozen 
States. This authority to draft bills is included, in most instances, in 

16 Joint Rule, No. 33, Session 1913. 

17 Joint Rule, No. 30, Session 1913. 

18 Franklin Hichborn, Story of the California Legislature of 1913, p. 47. 

19 See comment by Hon. M. D. Hull in American Political Science Re- 
view May, 1913, p. 239. 
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the laws creating legislative reference departments or bureaus. In 
three States, Connecticut, Massachusetts and New York, bill drafting 
is a separate function carried on in connection with the legislature. 
The state universities of Colorado and Washington have, without special 
enactment, developed bureaus of legislative reference which undertake 
bill drafting to some extent. 

The States conferring on those in charge of legislative reference work, 
the power to draft bills are given below, with brief excerpts from the 
laws as they stand at present. How much bill drafting is actually done 
under these enactments depends largely upon the personnel and organi- 
zation of the bureau, the amount of the appropriation, etc., and varies 
widely. 

California. "The chief [of the legislative counsel bureau] must have 
practical knowledge of the substantive and remedial laws of the State." 

"It shall be the duty of the chief of the legislative counsel bureau 
and the work of that bureau to prepare and assist in the preparation, 
amendment and consideration of legislative bills when requested or upon 
suggestion as herein provided The legislative counsel bu- 
reau and its chief shall prepare or assist in the preparation or amend- 
ment of legislative bills at the suggestion, in writing and as herein set 
forth, of the governor of the State or of any judge of the supreme court 
or of the district courts of appeal or of the superior courts of the State, 
or of any committee of the senate or assembly of the legislature of the 
State. All such suggestions shall set forth the substance of the pro- 
visions desired or which may be needed with the reasons therefor. 
Such suggestion by a judge of the supreme court shall be filed with 
the clerk of that court. Such suggestion by a judge of a district court 
of appeal shall be filed with the clerk of that court. Such suggestion 
by a judge of a superior court shall be filed with the clerk of the dis- 
trict court of appeal of the district within which such superior court 
is located. When such suggestion is so filed with the clerk of the su- 
preme court or of a district court of appeal, that clerk shall make and 
send to the permanent office of said bureau a certified copy of such sug- 
gestion and all other suggestions shall be filed at said office and all such 
papers so received at such office shall be there permanently filed and 
recorded and copies furnished to the chief of the legislative counsel bu- 
reau; all provided, that from the time the legislature of the State con- 
venes until it is adjourned finally the legislative counsel bureau and its 
chief shall give such consideration to and service concerning any bill 
before the legislature which circumstances will permit, and which is in 
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any way requested by the governor of the State or the senate or the 
assembly or any committee of the legislature having such bills before 
it for consideration, and after such adjournment, the chief of the legis- 
lative counsel bureau shall still remain so subject to such request by the 
governor of the State as to any bill still in his hands for rejection or ap- 
proval or other action; provided, further, that neither the chief nor any 
employee of the bureau shall oppose or urge legislation; but the bureau 
shall, upon request, and so far as may be in its power, aid and assist 
any member of the legislature as to bills, resolutions and measures 
drafting the same into proper form and furnishing to them the fullest 
information upon all matters in the scope of the bureau." (Laws, 1913, 
p. 626.) 

Illinois. "The said reference bureau shall afford to any member of 
the general assembly upon his request, such legal assistance and infor- 
mation as may be practicable in the preparation of bills, memorials, 
resolutions, orders and amendments, alterations, changes thereto, and 
revisions and substitutes thereof, proposed to be introduced in the general 
assembly by said member." (Laws, 1913, p. 391.) 

Indiana. "The director shall have thorough training and experience 
in the principles of government and political science, constitutional and 
administrative law and in the drafting of statute law." 

"The director shall appoint such assistants, investigators and drafts- 
men as may be necessary." 

"It [the bureau of legislative and administrative information] shall 
be prepared to furnish to members of the general assembly and under 
their instruction such assistance as may be demanded in the preparation 
and drafting of legislative bills." (Laws, 1913, p. 694.) 

Maryland. "It shall be the duty of said executive officer [of the 
department of legislative reference of Baltimore], .... to prepare 
or advise in the preparation of any bill, ordinance or resolution when 
requested so to do by any member of the city council." (Laws, 1906, 
p. 1123.) 

Michigan. "He [assistant, appointed by the state librarian] shall 
also give such advice and assistance to the members of the legislature 
as they may require in the preparation of bills and resolutions and shall 
draft bills upon such subjects as they may desire." (Laws, 1907, p. 
405.) 

Montana. "The object of said [legislative reference] bureau shall be 
to gather and make available such information as shall aid the members 
of the legislature in the discharge of their duties and to render assistance 
in the drafting of bills." (Laws, 1909, p. 79.) 
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Nebraska. "The director [of the legislative reference bureau] and 
his assistants shall neither oppose nor urge legislation, but may upon 
request aid and assist the members of the legislature and the executive 
department as to bills, resolutions and measures, drafting the same into 
proper form." (Laws, 1911, p. 310.) 

"Neither the director nor the assistant director nor any employee 
of the legislative reference bureau shall draft or prepare any bill for 
introduction into the legislature for any member of the legislature or 
for any other person, except on the payment of $5 for each and every 
bill that may be so prepared by any employee of said bureau which sum 
shall be paid into the state treasury for the benefit of the general fund." 
(Laws, 1913, p. 733.) 

North Dakota. "It shall be the duty of the librarian of the state 
library commission to assist in every way possible the members of the 
legislative assembly in obtaining information and the preparation of 
bills." (Laws, 1907, p. 381.) 

Ohio. "It shall be the duty of the director [of the legislative reference 
department] .... to prepare or advise in the preparation of 
any bill or resolution when requested to do so by the governor or by 
any member of the general assembly." (Laws, 1913, p. 8.) 

Pennsylvania. "The director [of the legislative reference bureau] 

and his assistants shall, upon request, aid and assist the 

members of the general assembly, the governor, and the heads of depart- 
ments by advising as to bills, and resolutions, and drafting the same 
into proper form." (Laws, 1909, p. 208.) 

South Dakota. "The state librarian shall, as required, 

provide for the use of members of the legislature such information and 
assist in drafting bills and, in every reasonable way, make the division 
useful in the preparation of legislation." (Laws, 1907, p. 395.) 

Texas. "Said assistant librarian [of the library and historical com- 
mission] shall give the members of the legislature such aid and assist- 
ance in the drafting of bills and resolutions as may be asked." (Laws, 
1909, p. 26.) 

Wisconsin. "The free library commission shall employ during each 
legislative session and the two months next preceding draughtsmen 
and such help as may be necessary for the draughting of bills." (Laws, 
1913, p. 1270.) 

Separate bill drafting departments are maintained in three States, 
Connecticut, New York and Massachusetts. In the first two, the law 
on this point is as follows: 
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Connecticut. "It shall be the duty of the clerk of bills to assist mem- 
bers of the general assembly in drafting bills for public acts and resolu- 
tions of a public nature and to prepare amendments to or substitutes for 
bills or resolutions at the request of committee. Every bill or resolution 
favorably acted upon by any committee of the general assembly shall, 
before being reported to either branch thereof, be first submitted to the 
clerk of bills who shall examine such bill or resolution in respect to its 
form for the purpose of avoiding repetitions and unconstitutional pro- 
visions and insuring accuracy in the text and references, clearness and 
conciseness in the phraseology and the consistency of statutes and shall 
return to the committee submitting it any bill or resolution that is not 
in correct form, with such corrections as he may propose in the form of 
a substitute or as amendments. He shall keep a record of each peti- 
tion, bill for a public act, and resolution introduced in the house or sen- 
ate; and such record shall be so kept in detail that it will disclose where 
said petition, bill or resolution may be found. Such record shall, at 
all times be open to the inspection of members of the general assembly 
and to all executive state officials. (Laws, 1901, ch. 1, sec. 2—4.) 

New York (State). "The temporary president of the senate and the 
speaker of the assembly shall appoint such number of competent persons 
as may be needed not exceeding three whose duty it shall be during the 
session of the legislature on request of either house of the legislature 
or of any committee, member or officer thereof, to draft bills, examine 
and revise proposed bills and advise as to the consistency or other 
effect of proposed legislation. Such persons shall receive a compen- 
sation to be fixed by the temporary president of the senate and the 
speaker of the assembly and shall be entitled to their clerical and other 
necessary expenses, to be approved by such officers." (Consolidated 
laws, 1909, v. 3, p. 2116, sec. 24, legislative law.) 

In Massachusetts, senate rules no. 20, 21, 33, as given in part below, 
confer on the senate committee on rules the power to employ, under the 
heading "clerical assistance," draftsmen and assistants. The house, 
with no specific house rule on the subject, authorizes, at the beginning 
of the session, similar functions and assistants for the house committee 
on rules. 

Massachusetts. "All bills and resolves for introduction on leave, 
resolutions, and petitions for legislation accompanied by bills or resolves 
embodying the subject-matter prayed for and all orders of inquiry, 
which are intended for presentation or introduction to the senate, and 
all reports of state officers, shall first be deposited with the clerk, and, 
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prior to their presentation or introduction, shall be submitted by him to 
the committee on rules for inspection. The committee shall examine 
the same for the purpose of ascertaining (1) whether the legislation 
proposed is plainly and specifically stated or already provided for; 
(2) whether such bills, resolves, resolutions, petitions and orders are in 
proper form; and (3) that compliance has been had with the rules of the 
senate and the joint rules of the two branches." (Senate rule 20.) 

"The committee on rules shall make no change in the substance or 
form of any matter referred to them in accordance with the preceding 
rule, without the consent of the member depositing the same, but upon 
the presentation or introduction of any such matter to the senate it 
shall be the duty of some member of the committee on rules, acting 
under the committee's instruction, to suggest any failure to comply 
with the rules, and to offer such amendment or propose such other 
action as is determined proper or necessary by the committee within 
the scope of its duties, as above set forth." (Senate rule 21.) 

"Bills and resolves when ordered to a third reading shall be referred 
to the committee on bills in the third reading, whose duty it shall be to 
examine and correct them, for the purpose of avoiding repetitions and 
unconstitutional provisions, and of insuring accuracy in the text and 
references, and consistency with the language of existing statutes; but 
any change in the sense or legal effect, or any material change in con- 
struction shall be reported to the senate as an amendment. Resolutions 
received from the house or introduced or reported in the senate shall, 
after they are read and before they are adopted, be referred in like man- 
ner, to the committee on bills in the third reading. When a bill, re- 
solve, or resolution has been so referred, no further action shall be taken 
until report thereon has been made by the committee." (Senate rule 
33.) 

The Vermont law as bringing together, cooperatively, the purely 
legislative reference work and the bill drafting department under one 
law, is quoted at length. 

Vermont. Section 2. "It shall be the duty of the legislative refer- 
ence librarian to cooperate with the revisers of bills hereinafter described 
and he shall act as a coordinate member of their board in any exigency 
requiring a third member or in any case where a reviser is temporarily 
unable to perform the duties of his office." 

Section 3. "Two men of legal training and practice who have had 
legislative experience but who shall not be eligible to membership in 
either branch of the legislature during incumbency in this office, shall be 
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appointed by the governor and confirmed by the senate, to be known 
as the revisers of bills and to perform until removed for cause, the duties 

hereinafter prescribed The revisers of bills shall perform 

their duties in the office of and in connection with the legislative refer- 
ence bureau in the state library." 

Section 4. "It shall be the duty of the revisers of bills to examine 
previous to their introduction, all bills and resolutions presented to 
either branch of the legislature, making such corrections as may be 
necessary to secure accuracy in the text and references, clear and con- 
cise language and consistency with existing statutes and to avoid repeti- 
tions and unconstitutional provisions. No bill or resolution, whether 
introduced by a member or a committee shall be acted upon by either 
house until corrected and endorsed by the revisers of bills who shall, 
if the assembly be in session, make their corrections upon bills and 
amendments within the time allowed by the rules of the senate and 
house of representatives. The revisers shall give assistance to members 
and committees in the drafting of bills, resolutions and amendments, 
if so requested. A reviser shall not oppose nor urge legislation; he shall 
not materially alter the substance of a bill or resolution; and no one 
connected with the office shall communicate the substance of any bill 
or resolution without permission of its introducer." 

Section 5. "Whenever necessary in the intervals between the ses- 
sions of the legislature, the revisers of bills may meet for work at the 
capitol but they shall be required to be in actual session in the office 
of the legislative reference librarian from a date not less than 30 days 
prior to the opening of a regular session of the general assembly until 
the final adjournment thereof. Within three days after the election of 
a general assembly the sergeant-at-arms shall forward immediately 
to all senators and representatives-elect a sufficient number of blanks 
for the preparation of bills together with a notice in the following form : 

To the elect of the of : 



You are hereby notified that the revisers of bills will be in session at 

the state library in Montpelier on and after and you are urged 

to prepare and forward to them at once any bills which you desire to 
introduce for enactment by the general assembly. 



Sergeanlrtitr-Arms. 
Provided, however, that nothing in this act shall be construed as 
placing any limit upon the time allowed for the introduction of bills by 
the rules which either branch of the legislature may adopt." 
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Section 7. "The revisers of bills shall receive a salary of seven and 
one-half dollars a day and necessary expenses for actual time spent 
and may employ at the expense of the State necessary clerical and 
stenographic assistance." (Laws, 1912, p. 14.) 

Ethel Cleland, 
Indianapolis Ind. 

Initiative and Referendum: The sentiment in favor of direct legis- 
lation during 1913 was exceptionally strong and succeeded in expressing 
itself in a number of concrete and well matured measures. Legislation 
providing for the initiative and referendum or perfecting existing 
statutes and constitutional amendments was enacted in 19 States, 
including Arizona, Arkansas, California, Colorado, Iowa, Massachu- 
setts, Michigan, Minnesota, Missouri, Montana, Nebraska, North 
Dakota, Ohio, Oklahoma, Oregon, South Dakota, Texas, Washington 
and Wisconsin. These acts and resolutions provide for the adoption 
of the necessary constitutional amendments, prescribe the procedure 
in carrying out the amendments already adopted and describe the 
actual propositions on which a plebiscite has been demanded. 

Constitutional Amendments. Proposals for constitutional amend- 
ments to establish the initiative and the referendum were adopted by 
the legislatures of seven States during 1913, including Iowa, Michigan, 
Minnesota, Missouri, North Dakota, Texas and Wisconsin. The 
Michigan amendment, which was submitted to the people in April, 
1913, provides for the statutory and constitutional initiative and the 
referendum. All three propositions were adopted by substantial ma- 
jorities, although the vote in favor of the constitutional initiative was 
considerably the least. Petitions designed to initiate constitutional 
amendments must be signed by at least 10 per cent and legislative meas- 
ures by at least 8 per cent of the qualified electors and they are adopted 
if approved by a majority of the electors voting thereon. Any act of 
the legislature is subject to the referendum, except appropriation and 
emergency measures, if a petition signed by 5 per cent of the qualified 
electors is filed in protest. 1 The amendments proposed in the other 
six States will be voted on at the general election of 1914. The Minne- 
sota amendment provides for the constitutional and statutory initiative 
and the referendum. Constitutional amendments may be initiated 
by 2 per cent of the qualified electors. The legislature may submit 

» Laws 1913, p. 780. 



